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New Zealand's new Recognized Seasonal Employer program allows workers from the Pacific Islands to come to New Zealand for up to seven months to work in the horticulture and viticulture industries. One of the explicit objectives of the program is to encourage economic development in the Pacific. This paper reports the results of a baseline survey taken in Vanuatu, which the authors use to examine who wants to participate in the program, and who is selected among those interested. The findings show that the main participants are males in their late 20s to early 40s, and most are married and have children.
This paper-a product of the Finance and Private Sector Team, Development Research Group-is part of a larger effort in the department to examine the economic effects of migration and remittances. Policy Research Working Papers are also posted on the Web at http://econ.worldbank.org. The author may be contacted at dmckenzie@worldbank.org.
Most workers are subsistence farmers in Vanuatu and have not completed more than 10 years of schooling. Such workers would be unlikely to be accepted under existing migration channels. Nevertheless, the program workers from Vanuatu tend to come from wealthier households, and have better English literacy and health than individuals not applying for the program. Lack of knowledge about the policy and the costs of applying appear to be the main barriers preventing poorer individuals applying.
INTRODUCTION
Temporary migration has come to be regarded by many as a way of squaring the policy circle around international migration.
1 It apparently offers many of the benefitssuch as relieving labor shortages in developed countries and aiding development in developing countries -with few of the perceived costs -such as permanent losses of talent in developing countries, and social stresses, fiscal costs and irreversibility in developed countries. Much ink has been spilt making this case and debating how best to design such systems. A notable feature of this debate, however, is that it has been almost wholly based on a priori reasoning or casual empiricism. There is almost no formal
empirical evidence about what works in temporary migration schemes or why it works.
This paper and its companions seek to fill this lacuna, by conducting a formal evaluation of New Zealand's newly created Recognized Seasonal Employers scheme, which aims to accept up to 5,000 unskilled horticultural workers per year, the majority from the Pacific Forum States. This paper studies Vanuatu, the largest supplier of labor in the first year, to explore the developmental impacts which the scheme may have.
The RSE scheme has been based on previous experience and analysis, and contains many of the features that constitute current ideas of best practice in seasonal worker schemes. But that does not remove the need for an in-depth evaluation, which will both aid future fine-tuning (and possibly extension) in New Zealand and help other countries contemplating the introduction of similar schemes. Australia, under new Prime
Minister Rudd, has just announced its own similar pilot scheme, which will also take workers from Vanuatu.
The evaluation has several phases over several years designed to see who takes advantage of the scheme, how it affects their and their families' economic decisions and outcomes, and how it impacts their communities and nation. The first step, which this paper describes, was a base-line survey conducted in late 2007 and early 2008, designed to record living standards prior to the introduction of the scheme, the knowledge and access that potential workers have to the scheme and the characteristics of those who seek to take it up. Respondents included workers who had been selected to go to New Zealand, those who aspired to do so but had not yet been selected and those who were not interested, along with their community leaders, recruitment agents and certain members of the Vanuatu government. The survey was conducted on three of Vanuatu's islandsEfate (where the capital, Port Vila is located), Tanna, and Ambrym. Subsequent surveys of both the workers and their families will allow us to identify the scheme's effects on the lives and prospects of the residents of Vanuatu in a formal and rigorous way.
The initial survey is useful mainly as a base-line for future analysis, but it also contains useful and interesting information in its own right. Ultimately the development impact of the program will depend in large part on who (and how many) of the NiVanuatu participate. Our baseline survey allows us to detect early on the characteristics of the participants, and to start to infer whether any differences between them and nonparticipants are due to the differences in the decision to apply for the program, or to the selection process among applicants. Part of this is to see how broadly and precisely knowledge of the scheme has spread and whether its workers are drawn from among the poorer or better-off sections of society. We find the main participants in the program to be males in their late 20s to early 40s, who are literate in English, do not have schooling beyond Form 4 (10 years of schooling), who are in relatively better health and drink kava or alcohol less frequently than non-participants.
THE RSE PROGRAM IN VANUATU
Vanuatu is an archipelago of 83 islands located 1,750 kilometers east from
Australia. It has a population of around 215,000. Zealand, and some workers have complained that, despite being explicitly forbidden, some agents have tried to charge an additional fee to workers for their services.
Moreover, it seems that some agents have not had the capital and resources necessary to market their services and make themselves known in New Zealand.
The role of agents continues to evolve, and their worth in the second year remains to be seen. It is likely that many employers will re-employ workers from the first year, and ask trusted workers to recommend others from their villages. Along with direct recruiting from larger employers, this will limit the space available for agents to add value. The area where some agents are still likely to retain business is in recruiting for smaller employers, especially first-time employers. However, they will face competition from co-operatives such as Seasonal Solutions and Big Toe. We will continue to study the evolving role of agents in our follow-up work.
In general communities and community leaders have played a somewhat limited formal role in the selection process, with many applicants coming forward on their own initiative. This is particularly the case in urban areas, with a greater role for chiefs in deciding how many workers should go and who should go in rural areas. More direct community involvement occurred in employer recruitment of husbands and wives from the island of Epi, and community decision-making in Ambrym and some communities in Tanna. In most cases the employer doing direct recruiting has established a geographic area to work with, based on advice, connections, or affinity with particular islands, and then engaged the communities there, with the communities nominating candidates who then go through the employer's selection process.
As four to four and a half months, and the remaining 27 percent for periods of two and a half to three and a half months.
SURVEY DATA AND DETERMINANTS OF MIGRATION

Survey design
One of the objectives of the RSE is to improve development outcomes within the sending countries. In order to evaluate the impact of the RSE program on Vanuatu, the World Bank partnered with the New Zealand Department of Labor and the University of Waikato, New Zealand to design a research study. The aim of the study is to survey households and individuals in Vanuatu before RSE workers leave for New Zealand, survey these same households once RSE workers have been in New Zealand for three to six months, and then survey the households again upon return of the workers. The study aims to survey participants in the RSE, individuals and households wishing to participate in the RSE who have not been selected, and individuals not wanting to apply for the RSE.
At the village or community level, the survey also aimed to cover both communities with households participating in the RSE, and communities where no household had an RSE worker. In addition to a household survey, up to three community leaders (chiefs, church leaders, and teachers or youth representatives) in each community were administered a short community survey. This paper is based on the baseline survey, conducted between 9 October 2007 and 2 April 2008.
Several factors complicated the design of the survey. The most important was that approvals of ATRs to recruit in Vanuatu occurred on a rolling basis, as did their recruitment of workers. Once workers were selected for recruitment, there was often only two to three weeks before they left for New Zealand. The RSE program as a whole had a quota of 5,000 workers for the first year, with an effort to ensure at least half came from Pacific Island countries. However, there were no explicit quotas across kick-start nations (and the only implicit quota seems to have been an effort to ensure each kick-start nation got to send some workers). Therefore it was not possible ex ante to know how many workers from Vanuatu would participate in the RSE, or when they would be recruited.
Within Vanuatu, it was also not clear from which islands or communities RSE workers would be drawn.
Vanuatu's rugged geography and high transportation costs made it infeasible to survey in all islands, and so a decision was made to limit the evaluation to three islands where we believed there was a high ex ante chance of workers coming from. These islands were Efate (population 50,000), where the capital city Port Vila is located; and Ambrym (population 10,000) and Tanna areas villages were selected at random to represent the whole North region. The North area was expected to have higher numbers of RSE migrants than the other areas because of the prior participation of communities in this area in the pilot. In the West, communities were selected based on their proximity to the main settlement on the premise that RSE rates would be higher near this main centre and would decrease with distance. Communities in the remote South East were selected based on economic activity (for instance, a community with kava farming was selected because leaders have stated that they have sufficient income from kava and do not need schemes like RSE) and remoteness (a small inland village was selected to see if they were aware of the RSE scheme). Within communities, households were selected at random. 
Classification of households and individuals
We follow common survey practice in defining a household as a group of people sharing expenses and living together. Mean household size is 4.7 individuals. Sixty-four percent of households in our sample are nuclear households, consisting of a head, spouse, and children only. The majority of the remaining households also contain either a parent or sibling of the household head. Table 2 individual-level characteristics across the three groups and reports the results of two-sample t-tests for the difference in means. The oldest Selected RSE worker in our sample is 58, while 21 is the lower age limit for participation in the RSE. Figure 1 We compare 21 to 58 year olds by RSE status in Table 2 The collection of data on RSE workers, unselected applicants and non-applicants allows us to make two interesting comparisons. Comparing the selected RSE workers with unselected RSE applicants gives us a handle on the selection process conducted by firms, agents and community leaders. Comparing all RSE applicants with the nonapplicants, on the other hand, reveals information about the self-selection of potential RSE recruits. Taking the former first, we see that the RSE workers are significantly more likely to have worked or studied overseas before 9 , are more likely to be literate in English, less likely to have had a health complaint in the last 6 months, have worked more in the last week and are somewhat more likely to have ever had a paid job. These statistics suggest that the selection process is fairly accurate at identifying workers with better working histories and prospects in New Zealand. Interestingly, however, the two 'character' variables -consumption of kava and alcohol, and tobacco -do not differ between selected and not selected workers, but do differ between male applicants and male non-applicants -i.e. show signs of self-selection.
Differences between RSE workers, unselected applicants, and non-applicants
When we compare all applicants to non-applicants, we see some self-selection of both males and females. Males who apply for the RSE have higher English literacy than those who do not apply, are less likely to have drunk kava or alcohol in the last month than non-applicants. The small group of non-applicants who work for pay have higher hours worked and earnings than the group of applicants who work for pay. This is consistent with the view that those with the best earning opportunities in Vanuatu are less likely to apply (and with those with university level degrees and professional qualifications not being allowed to apply). Among females, we see those who apply are less likely to be married, are more literate in English, have higher schooling, more experience working for pay, and less health complaints than the non-applicants. 9 The survey asked whether any household members had ever worked or studied abroad for one month or more, and if so, which country. Individuals recruited under the previous AIP policy would have had this experience. However, it also seems that some households which were interviewed just after their household member had left for New Zealand as part of the RSE reported yes to this question on the basis of the current RSE experience. We therefore believe this variable overstates the level of prior work experience abroad among the RSE worker group.
The natures of the two types of selection criteria -self and employer -are interesting in their own rights, but they will become critical in future rounds of this research for they will help to eliminate the biases commonly found in studies of the effects of migration. When we observe that migrant families do better, say, than nonmigrant families, we do not know from that observation whether that is because they managed to migrate or because they wanted to migrate. In our sample, however, we hope to separate the two effects, the former by comparing workers with (non-selected) applicants, and the latter by comparing workers and applicants with non-applicants. The study that makes this distinction most effectively is McKenzie, Gibson and Stillman (2006) where workers were selected by lottery from among the full set of applicants, which provides a very clean estimate of the effect of migration per se. In our case, by modeling the employers' selection process we hope to be able to construct comparable sub-samples of workers and (non-selected) applicants and from differences in their histories identify the effects of migration per se.
The differences in Tables 1 and 2 are unconditional differences. In Table 3 we further investigate the determinants of applying for the RSE, and of being selected conditional on applying, via probit estimation. These results allow us to see the marginal impact of each variable, controlling for the other variables present. Column 1 shows the results for applying for the RSE for the full sample of 21 to 58 year olds, while columns 2 and 3 separate the analysis by gender. The large gender difference continues to hold after controlling for other variables which might differ across genders and also influence the likelihood of applying for the RSE: males are 37 percentage points more likely to apply for the RSE than females. There are more applicants among our Tanna sample than the samples from Ambrym and Efate/Port Vila. Most of these effects continue to hold when we look separately by gender. However, being married only reduces the likelihood of applying for women, and not men. Since there are far fewer female RSE applicants, we find fewer variables significant in this case, and that having more than primary education, rather than English literacy, is significantly associated with being an applicant. Women from richer households (those with higher per capita income and more cattle) are less likely to apply.
Column 4 of Table 3 examines selection of workers among the group of RSE applicants in our sample, while column 5 considers selection among male applicants.
There are too few female applicants and workers to consider selection separately among females. We see males are more likely to be selected than females, conditional on other observable characteristics. Those with relatives in New Zealand are more likely to be selected, while few applicants from Ambrym had been selected at the time of our survey there. Individuals from households with more assets are marginally more likely to be selected, as are males with lower schooling levels, and males who do not regularly consume kava or alcohol. The point estimate on English literacy is large and positive, but not statistically significant.
What jobs were the RSE workers doing?
Most households in Vanuatu engage in subsistence farming, and the RSE selected worker households are no exception. Ninety-nine percent of them produce their own food, with the mean (median) share of total income coming from own production equal to 51% (41%). Fifty-four percent of households also sell agricultural products in the market, although the mean (median) share of total income from agricultural sales is only 11% (0.5%). Combining own production and agricultural sales, we find that 65 percent of households earn at least half of their total income from agriculture, and 50 percent earn at least 90 percent of all their income from this source. Table 4 summarizes the main crops and meat products produced by RSE selected worker households for home consumption.
The most common crops are bananas, which 87 percent of households produce, coconuts (81%), island cabbage (73%), taro (67%), cassava (61%), and paw-paw (60%). These crops are completely different from the apples, pipfruit, and grapes that workers will work with in New Zealand, suggesting natural limitations to the extent to which some of the skills learned in New Zealand can be applied to home crop production.
Only 48 percent of the selected RSE workers have ever held a paid job before and only 39 percent worked in the first half of 2007, meaning that for many workers the seasonal worker program will be their first experience of working for an employer.
Among those who worked in the first half of 2007, the most common jobs were cleaner (13% of those with wage jobs), retail sales worker (12%), builder or carpenter (12%), security (12%) and driver (10%). Most of these jobs have highly variable hours, with 90 percent of workers saying their hours vary a lot month by month. Approximately 10 percent of the selected RSE worker group with wage jobs work in white collar jobs, such as managers, accountants, and teachers. Workers were asked whether the job they currently have would be available in 7 months time. Only 37 percent said yes, 45 percent said no, and the remaining 18 percent weren't sure. When asked what they planned on doing upon return from the RSE, only 21 percent of wage workers planned to return to their old job, and 57 percent said they would look for a new job.
KNOWLEDGE OF THE RSE
The However, many communities are geographically isolated: only 17 percent of the communities in our sample receive a daily newspaper 10 , and only 41 percent receive weekly mail. It is therefore of interest to see the extent to which RSE applicants and nonapplicants have the correct information about the RSE with which to make an informed decision, and to see the main sources of this information.
The main sources of information used by RSE selected workers were family or friends (68%), village leaders (51%), radio (49%), newspapers (33%), an NGO such as World Vision (28%), the Vanuatu government (26%), and television (23%). Less than 5% received information from family or friends in New Zealand, and only 1% obtained information on the internet. years, that they can not apply for permanent residence while in New Zealand, and that the spouse and children can not accompany the worker. The majority know that the maximum number of months a RSE worker can work in New Zealand is seven, although three months and six months were also somewhat common answers. The one question for which knowledge is low was a question which asked about the obligations of employers to pay for half the airfare, pay for at least 240 hours of work, and ensure that hours of work average at least 30 hours per week. Most knew about the airfare requirement, but not the conditions on hours of work.
THE APPLICATION AND SELECTION PROCESS IN PRACTICE
Application
The survey also provides information on how applicants, non-applicants, and community leaders view the RSE program operating in practice. RSE applicants were
first asked an open-ended question about what they considered the most difficult and burdensome part of applying. The main answers given were the time and cost in applying for a passport and visa, the time and cost of the medical check-up, and difficulties with English language in filling out the application forms. Only three individuals gave answers relating to the recruiting itself.
Community leaders were asked whether they thought the selection process was suitable, and the reasons why or why not. Two-thirds believed it was, with the reasons given including the fact that anyone can apply and selection is fair, with no favoritism, and that the selection criteria do not depend on qualifications. Among those who didn't think the selection criteria were suitable or didn't know whether it was, the main qualm was that women weren't having the opportunity to participate to the same extent as men.
Community leaders in communities without RSE workers said that the main reasons the community did not have a RSE worker was that people didn't know about the system, or that they could not afford the costs of applying. Table 6 reports the different costs experienced by selected RSE workers in applying for the RSE. The largest cost is the airfare to New Zealand, reported as costing 50,000 to 64,000 vatu. This appears to be the full cost of the airfare -of which half is paid by the employer. The second largest expenses are the costs of obtaining a passport and visa. The official visa fee is 14,760 vatu, but workers using agents were sometimes charged more. A passport costs 5,000 vatu, which is higher than the median world passport price of $38USD (McKenzie, 2007) . Some workers paid 7,000 vatu to get the "urgent" passport in one week rather than one month. Workers from the outer islands face additional transport costs in traveling to Port Vila to obtain the passport, visa, undergo police clearance, and get the chest x-ray done for the health check. Workers either made multiple trips for this purpose, or spent a couple of weeks in Port Vila.
Combining all costs, the application process cost the median RSE worker 58,000 vatu, and the median RSE worker from the outer islands of Tanna and Ambrym 69,000 vatu.
These costs are certainly non-trivial for Vanuatu households, given total weekly household cash income for the households in our sample is only 8,700 vatu (Table 1) .
How then did workers meet these costs? In many cases through loans. Seasonal
Solutions offered loans to their workers for the worker share of the airfare, and for the visa, which workers then had to pay back during their first six weeks in New Zealand.
Seasonal Solutions has also asked returning workers to keep NZ$1,000 in their New
Zealand bank accounts to pay for their airfare in the next season. Some of the agents and other employers used a bank package to finance the worker half of the airfare, clothing, footwear, and other expenses. The National Bank of Vanuatu began offering loans in January 2008, of up to 160,000 vatu to be repaid over 4 months with a flat interest rate of 16 percent. These loans had to be guaranteed by the agent or employer.
Selection according to workers, applicants, and community leaders
According to the RSE applicants, for some it was the village chief and counsel who decided who should apply, for others the church leaders, and for others still it was a household or individual decision. Returning workers from the 45 person pilot helped refer friends and family to Seasonal Solutions for its recruitment. World Vision was the local partner in Tanna for the Big Toe recruitment there and worked closely with community leaders in the selection process. The characteristics believed to be used by the village or church in deciding who to send were whether or not the individual was strong, hardworking, obedient, healthy, spoke English, and was not an alcoholic. Agents were believed to use similar criteria, and also require a recommendation from a chief or pastor in many cases. Community leaders gave similar criteria when asked how people were chosen in their community: they said the community sought strong, healthy, wellbehaved people who could speak English in cases where the community chose, but that in many cases there was no selection at the community level. These cases of community selection are consistent with the idea that communities were trying to send very good workers in their initial recruiting, to signal the quality of their members and to build reputation for future recruitment.
The pre-departure orientation
Seventy-three percent of RSE migrant workers had attended at the time of interview. They report sessions lasting between one and three hours. When asked what the most useful piece of information they learned was, the most frequent specific responses were learning that you can not drink alcohol during working hours, learning about the weather in New Zealand and the clothing required, and learning that you must wash hands after going to the toilet. When asked how the presentation could improve, many expressed appreciation for the video clips shown, and asked for more information to be presented in this format.
REASONS FOR APPLYING OR NOT APPLYING AND EXPECTATIONS
The survey only provides baseline data, and as such, can not inform us of the development impact of the RSE program. Nevertheless, using the survey and supporting information, we can examine the motives given by the selected RSE workers for applying, and the expectations of individuals and community leaders about the potential benefits and costs of the program.
Reasons given for applying or not applying
RSE applicants were asked to assess the importance of different factors for their decision to apply to participate in the RSE program. Table 7 reports the results. The most important motives are to earn money to pay for school fees, house improvement, and businesses, which 80 percent or more of RSE applicants say are very important reasons for applying. In addition to the monetary rewards, 64 percent say the chance to improve their English is a very important reason for applying, 61 percent say the chance to gain working skills is a very important reason, and 36 percent say the chance to experience a different lifestyle is a very important reason. Only 31 percent say that the fact that their community or church asked them to go was a very important reason, which is consistent with the previous evidence suggesting that for most workers the decision as to whether to apply was largely made at the individual or household level. vatu (500,000 vatu), approximately NZD 7,000. The interquartile range was 300,000 to 600,000 vatu. They expect to contribute from this a mean (median) of 68,965 vatu (20,000 vatu) to their community.
Single case studies reported in newspaper articles suggest that these expectations are in the right ballpark. Fruit pickers are said to be paid NZD12.10 per hour plus 8 percent holiday pay (McDonald, 2008) . For a 40 hour week, this would equate to NZD 522, between the mean and median income expected. However, one concern expressed by some workers has been the variability of hours of work. At the guaranteed 30 hours per week, weekly income would instead be NZD 392. Three reports of the amount saved or sent back are NZD 6,000 for four months strawberry picking (Corcoran, 2008) , up to 500,000 vatu (NZD 6,800) for five months work (Maclellan, 2008) , and NZD 5,000 for seven months work (McDonald, 2008) .
Community leaders were asked what they saw as the main possible benefits and costs of the RSE program for their community. They view the main benefits as money for households and community projects, improving the standard of living in the community.
The potential downsides envisioned included problems with separation of husbands and wives, not enough people left to do the community work, and potential concerns about lifestyles abroad coming to the home community.
In some cases communities have already received additional benefit at the community level. McDonald (2008) reports that the 32 workers from the Lolihor Development council in Ambrym raised more than NZD 10,000 busking with ukulele, tea-chest bass and voices outside Cromwell's bookshop and farmers' market at weekends, while rotary clubs and churches in the town raised more funds for village improvements.
These early reports suggest the potential for the RSE to have a significant development impact on the sending households and their communities. The overall impact will however depend on how their remaining household members adjust to their absence. Our follow-up surveys and evaluation aim to measure this impact.
CONCLUSIONS
Despite Vanuatu's geographical challenges and the evolving and slightly improvised character of the nomination process, recruitment to the RSE seems to have been relatively smooth and successful. Two-thirds of the community leaders thought selection had been fair and it appears to have coincided well with the specified criteria. Nonetheless, improvements are still conceivable. A lack of information appears to have discouraged some potential applicants and the cost of registering was reported as an important barrier to application by half our sample of non-applicants. Other reasons for not applying mostly reflected the conditions of the scheme and just showed that it was not for everyone. Women were certainly under-represented among applicants, although we do not know whether this reflects discrimination or inclination, and more women were seen to be leaving towards the end of the New Zealand agricultural season, when the nature of the work became less physically demanding. For the future better dissemination and the greater involvement of community leaders and local agents may be useful.
The pre-departure orientations may need further refinement. Workers learn important things about working and living habits (no alcohol in working hours or washing hands after using toilets) but they did not know some important features of the RSE policy (such as the minimum number of hours of paid work they should receive). In future years it may be useful to involve returning workers in explaining the nature of work to be performed, and in helping explain what aspects of life in New Zealand prove most challenging.
Although in terms of averages, RSE workers' households tend to be better off than non-selected applicants' and non-applicants' and a larger number of workers had a previous paid job, neither of these variables appear to explain the propensity of people to become workers once other characteristics are taken into account. The likelihood of being a RSE worker increases with being male, middle age, being literate in English, not drinking kava or alcohol, not having had a health complaint in the last 6 months, and having relatives in New Zealand.
Despite the communal nature of Vanuatu society, RSE migration seems to be mainly an individual or household decision not a community one. Relatively few recruits were chosen by community leaders. This individualism is perhaps expected given that individuals or households profit most, and appears to be confirmed by the prevalence of financial motives and the desire to learn English among the reasons given for joining the RSE. Only in Lolihor did we find evidence that the community sought explicitly to collect some of the benefits of the RSE, via an expectation that recruits made significant donations to community funds.
Differences in cultural, institutional and geographical factors limit the extent to which one might generalize research on Vanuatu's RSE experience to other countries and circumstances. However, the relatively rigorous nature of the research that we have been able to initiate in Vanuatu will surely contribute to the gradually extending knowledgebase on international migration in general and seasonal worker schemes in particular. It will be especially valuable given the difficulties that the replication of this effort is likely to face: such detailed research is very expensive, it requires forewarning of the policy change to be studied and it entails the active participation in evaluation of both of the national governments involved.
Looking forward, we hope to be able to assess the developmental impact of the RSE. We hope to conduct three future rounds of surveys over the next two years including many of the same households as covered here. These will allow us to assess the impact for a particular household of participating in the RSE, relative to a similar household that did not participate and relative to their previous circumstances, and also to start to answer questions about the broader societal benefits of the scheme. In the longer run we very much hope that someone will be able to revisit these households and communities after many years to gauge the longer run effects of access to labor markets abroad as a tool for the development of small, poor, isolated nations. 
